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Historical. 1.

2.

Ital invaded Abyssinia on 3rd October, 1935, diret

negotiations between the two countries having failed, as

well as an attempt by the Council of the League of Nations

to effect a settlement under Art.15 of the Covenant.

This attack happened to coincide with a meeting of the

Council of the League of Nations, at which Abssinia

invoked Art.16 of the Covenant of the League. By October

7th a Sub-Cozmmittee of the Council reported the conclusion

that Italy had gne to war in disregard of its Covenants

under Art.12 of the Covenant of the League of Nations.

This report was accepted successively during the next few

days by the Council and the Assembly of the League, 50

States Members thus recognising that Italy had violated

Art.12 and that the measures prescribed in Art.16 had

become applicable. .(Austria, Hungary and Albania

expressed their inability to apply sanctions against Italy:

Switzerland made special reservations).

First a Co-ordinating Cowanittee consisting of

representatives of all the 'Sanctionist' Countries, and

then a less unwieldy Sanctions Sub-Cozmnittee of Eighteen

were set up to recaomend the measures to be taken.

(Among others, the U.K., France, U.S.S.R., South Africa

and Canada were represented on the Conmuittee of Eighteen.)

The Coniittee made, between October 11th and November 6th,

five main Proposals for forms of action to be undertaken

against Italy, vis:-

rom1: prohibition of export and re-export of arms,

munitions and military types of aircraft to

Italy; lifting of any prohibition of such

supplies to Abyssinia.
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prohibition et all leans, erwqlts .sad

subseriptioas to Italy and (Proposal

of aeeeptase or new deposits in Ita,'ga

favour under Clearing Agreents. (This was

later supplemented by a reeomendation that

8anctionist Countries should set up

unilateral clearing arrangements under which

trade debts due to Italy would be collected

in order to liquidate trade debts due by

Italy).

prohibition of importation of all goods from

or originating in Italy and Italian

possessions. Italian goods which had, since

leaving Italy, undergone processes elsewhere

adding 25V or more to their value, were

exempted. A Committee of Experts later

recommended the raising of this proportion to

5S. (Gold and silver coin and bullion,

books, newspapers, and some other categories

of trade were also exempted).

prohibition of export and re-export to Italy

of (a) transport animals; (b) rubber;

(a) iron ore and scrap and various non-

ferrous metals and ores essential for war

purposes, in their unwrought state, via.

aluminium and bauxite, chromium, manganese,

nickel, titanium, tungsten, vanadium, and

Ferro-alloys of these metals.

recommended the extension of the prohibition

of export and re-export to Italy, "as soon

as the conditions necessary to render this

extension effective have been realised", to

cover:

petroleum and its derivatives:
pig iron: iron and steel cast, forged,
rolled, etas coal, coke, eto.
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The reason given for not reeonending an

inndiate embargo on these goods was that

they were to a large extent not under the

control of the participant States. (The

subsequent developments in regard to oil are

described in para. below).

sroPJ a_ measures to prevent indirect supply to Italy

of the prohibited materials.

rgosalV :recommended the organisation of mutual support

between the ' sanctioniat' s tates, so as to

offset as far as possible losses which the

application of sanctions might have involved.

(It was not found possible to take ay action on various appeals for financial

assistance made by ibyssinia to the League).

3. These Proposals were co inicated to all emb.er states of the League

and also to non-Member tates. By the ist Febru , 1693, it w found that -

52 Governments had agreed to proposal I
52 "II
50 0- a aa 1

M~fi IV

the actual application of the various Proposals no doubt varied in its

effectiveness between different states, but with the exceptions of Austria

and Hungary, and of switzerland which applied them only to a limited extent,

and of Argentina which never applied the prohibition on imports, all the

Member States purported to apply them, and apparently most of them did so

:rairy effectively. No action was taken by the Non-Members, notably the

J.S.A., Germany, Japan and Brazil, though the U.U. Government gave indications

that it sympathised with the policy and did, in fact, prohibit the export of

arms and annition and the giving of loans and credit to eitaer side under

the neutrality legislation.

In this country, the various measures were applied by orders made under

The Treaty of Peace tot 1919 : see 6.R. & R. 1935 Nos.1038, 1039 and 1076.

Under Proposal V (mutual assistance) we made certain duty concessions on

"ugoslav agricultural produce in order to assist that country.

4g. As regards Proposal IVA, a Committee of experts was set up on January 22nd

936, to consider an embargo on the export and transport to Italy of

)etroleum.
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By 12th February this Committee reported that -
(i) it the embargo were uniYersally enforced, it would becamee(tective)in 3 to 3* hnnth,;

(ii) if applied onlg by the 'sanotionist' countries, it wouldbe effective if the U.S. limited their exports to Italyto the 1935 level;
(Iii) if applied only by the 'sanctlonist' countries, it wouldmerely make it more difficult and expensive for Italy topurchase petroleum;

(iv) tankers belonging to '8anlctionist' countries might beprohibited from proceeding to Italy and the sale of tankersto non-sanctionist States prohibited.
This report was merely noted by the Co-ordination Committee in

,arch, and the Committee of Experts was asked to produce a further
report on the methods of applying an oil embargo if one were decided
on. The experts made a second report in favour of extending the
embargo to petroleum products and putting restrictions on tankers as
previously suggested.

The foreign secretary stated wt the League on 2nd ,arch that the
U.K. Government favoured the application of the oil embargo, but at
the same time supported a French proposal that there should be prior
attempt to bring hostilities to an end. There the matter rested.
5. The failure of an attempt at conciliation by the League Committee
of Thirteen was noted by the Council on 20th ipril. By that time
hostile ties were practically over and early in May the Emperor Haile
Selassie fled from Abyssinia. iussolind proclaimed the official end
of the war on may 5th and on May 10th the King of Italy assumed the

title of Emperor of Abyssinia.

6. In these circumstances the question arose whether sanctions should
be withdrawn. There was considerable division of opinion on the
subject, the Dominions and a number of the smaller States favouring
their continuance; on the other hand France and the South American
countries generally favoured their withdrawal. The official French
view was that .article 16 of the Covenant no longer applied when the
war was over. Poland unilaterally withdrew her sanctions measures

/before

q -4

100,

m C m C)

O~ m-C -1
j C (~: 1

m'- - r -i
mT (A CD

m 0 O

-4 O1

1) C 4
O C z

S -D 1

oo Ci 0O
r rn -

C_) -- 1

-1 Q7



(

before a general decision had been reached.

7. The question was examined in a memorandum submitted by the

Foreign secretary to the Cabinet on 11th J Ine (C.P.159(36)). In

this it was pointed out that sanOtions if continued would only act as

a slow debilitating irritant; if they were effective, Italy might

go to war with us, and the attitude of France in that event was

uncertain. Abyssinia could not be re-created without the use of

military force, and this could not happen without the collapse of the

Fcist regime. Meantime Germany and Japa might create disturbances

elsewhere. In conclusion the Foreign secretary suggested that we

should take the lead in proposing that sanctions be withdrawn. This

was approved by the Cabinet, and the oreign secretary proposed it

accordingly to a special session the League assembly on 1st July.

He stated the view of ... that as only military measures could

re-establish the situation in byszinia, and as such measures seemed

out of the Question,t he continuation of sanctions could serve no

useful purpose., The ascbly approved his proposal, and asked the

Co-ordination Comittee to recommends o the participant :overneats

date fojr terminating sanctions; this was fixed at July 15th, 1936.

. ffect of anctions-®nIl.

This question was examined in a memorandum prepared, before the

decision to terminate sanctions, by the Foreign Office in consultation

with the other Departments principally concerned (Treasury and Board

of Trade). This memorandum dated 3rd June, 1936 (C.P.154(36)) drew

attention to the following salientt points:-

(i unt~he first two months of 1936, when sanctions began to
cuming tefirttwo operation the value of Italian trade with

the world fas about halved compared with the corresponding

period of 1935, imports and exports falling in about equal

proportions;

(ii) Italy's' trade with the non-saflctiOfit countries 
at first

increased, but afterwards howd a marked tendency to decline

in both directions;

(iii) prt by ' anctioit' countie8ifrom 
Italy, which accounted

previously for 50 per cent. of world imports from Itall, had

/fallen
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fallen to only 9 per cent. by February 1936;

(iv) While sanctions were in full operation and the Abysinianhostilities continued, Italy appeared to be losing gold atthe rate of 350/400 m. gold lire a month (about 55 goldlire = £1 at rates of exchange then current). Her reservesin the Bank of Italy amounted at the end of 1935 to about3.4 milliard lire of gold and foreign credits. Thefollowing estimates were offered:-

Reserve on 31st December 1935
Expended to end April, 1936
Add for gold purchases and offerings and7Mr realised securities

1.8

i to 2 (very
conjectural)

The conclusion was drawn that probably Italy's gold stockwould be falling dangerously low by the end of 1936 if
normal trade were not meantime restored.

es regards the prohibition of certain exports to Italy, theeffects of this were lessened by (a) anticipatory purchases
by Italy for stock, and (b) her ability to purchase in thenon-anctionist countries, especially the USA,

Though politically they might have unified the nation,sanctions had had a serious economic effect and had
intensified the already deteriorating economic position of
Italy as a whole;

(vii) The mere removal of sanctions, while alleviating Italy's
foreign exchange position to a considerable extent, would notremove the inherent weakness in the Italian economy.

(viii) If existing sanctions were maintained the position of Italywould be becoming grave towards the end of the year 1936,

9 , C ntandonclusios.

(a) The position of Italy was in itself very vulnerable to sanctions,

owing to (1) her almost complete lack of vital fuels and raw

materials needed for var, and (11) her already weak and deteriorating

economic position, resulting from the over-valuation of the lire,

the inessential nature of most of her exports, the decline in their

price resulting from the great depression, and the diversion of her

productive resources to, and her lavish expenditure of foreign

exchange on, military preparations. The operation of these various

factors had already led her to impose widespread and drastic

restrictions on imports in the early months of 1935. In fact, the

imposition of sanctions, particularly as regards the embargo on

imports from Italy, really only intensified and accelerated a

deterioration which was already taking place spontaneously. In

/this

(v)

(vi)

m c m 0

Z7 C) Io
OD m C -

C
C It oS

- (n O

C> - -0 S
m C SC

o C -

QD -i >-

X m

n -1I

T3 Ca

= mA

a



0

this 'respect, Italy offered a particularly promising subject for {0

* the experiment of economiO santions.

(b) on the other hand, certain factors essential to the quick success

of such sanctions were lacking. Although Italians in a position of

authority (e.g. Signor Grandi), admitted that the gradual exhaustion

of Italy's gold and foreign exchange reserves must iJnim have

brought her military operations to an end, this process was too slow,

as experience showed, to alter the course of events. A comprehensive

embargo on essential exports to Italy, and particularly of oil, had it

been found possible to enforce it effectively, would have been likely

to prove more speedily effective, As has already been seen, the

Committee of Ex'erts on oil reported in February, 1935 that a complete

embargo on oil exports to Italy would have led to the exhaustion of

her reserves in 3 to 3.2 months. actually however this sanction (in

common with the proposed embargo on coal and on pig iron, unwrought

steel, etc.) was never enforced. This was partly owing to the

presumed abstention of the U, a and other non-participants, and

partly, it seems, to the fear (entertained particularly by the French)

that so provocative a step might have led Italy to declare war on the

chief ' ;anctionist' countries, with unforeseeable repercussions

elsewhere. Thus there were two particular and fatal weaknesses in

this attempt to apply economic sanctions, viz.

(i) the fact that certain countries of great economic
importance were not participating, and

(ii) the generally disturbed political conditions of the

time, which as pointed out in the Foreign Secretary'a memo.

referred to in paragraph 7 above, might have meant a military
clash with Italy over sanctions, possibly precipitating wider

disturbances elsewhere, such as our then state of military

preparedness would not have enabled us to contemplate.

(c) Thus it appears fair to conclude that economic sanctions are

unlikely in any case to be effective unless-

(i) the majority of oouniries, and practically all those economic

importance, are participating; and

(11) the participants are prepared in the last resort to face
becoming involved in war, possibly with other countries

besides that against which the sanctions are directed.

If, but only if, these two conditions are realised, it seems possible

that economic sanctions might in favourable circumstances fulfil a

useful role, in weakening the war potential of an 'agressor' country,
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and se making her less capable of withstanding more Areible

measures of restraint, should these eventually prove necessary.

10. Views o.the A.T.B. Committee. The Advisory Committee on

Trade Questions in Time of War (A.T.B. Committee) of the Committee

of Imperial Defence prepared two reports on the subject of sanctions

against Italy during 1935. The first of these (C.I.D.1188-B) was

made prior to the decision to apply sanctions. The second report

(C.I.D.1194-B) completed at the beginning of October, made

suggestions as to the economic and financial sanctions which this

country might advocate at Geneva. These were broadly similar to

the proposals actually adopted. The Committee did not favour a

proposal that League ports be closed to Italian shipping, as being

too provocative. They regarded another suggestion that the Suez

Canal might be closed to Italian ships, as a military measure outside

their competence, though similar considerations obviously applied to

it. They also rejected a suggestion for the interruption of postal

communications.

After sanctions had been withdrawn this Committee prepared a

review of the history in the light of their previous recommendations.

This paper is No.A.T.B.143 (also C.I.D. Paper 1292-B) of 22nd

December, 1936. It forms a useful document of reference

supplementing in certain respects the information given above. The

points of chief importance in the paper for present purposes appear

to be the following:-

(i) As regards exports to Italy, the difficulties anticipated
by the Committee in the case of non-participating States,
i.e. largely increased direct sales of essential imports
to Italy arose. From November, 1935, to February, 1936,
Italy took 170 mill. lire more goods from non-sanctionist
countries than during the corresponding period a year
earlier. Italy was able by blandishments or threats to
immobilise completely Austria, Hungary and Albania and
partially Switzerland, Argentina and Chile, and to avert
the imposition of an oil embargo, the latter being the
sanction that was most feared in Italy. The suggestion
of its application produced threats of war and brought to
light great differences of opinion between France and
Great Britain.
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4(14). AS regards imports from Italy, a complete prohibition of
imports by all League countries would have out off some
70 per cent, of Italy's export trade. In fact the
reduction during the period January to March, 1936, was
rather less than 52 per cent. of the value of Italian
exports during the corresponding period of 1935. The
principal reason why sanctions did not reduce Italian
exports in this period by as much as 70 per cent. was,
of course, the defection of Austria and Hungary on
sanctions generally and that of Switzerland and the
Argentine on the import prohibition. To ether these
four countries took 17 per cent. of Italy- s exports in
1934. Italy also succeeded in increasing to some extent
her exports to (ermany and the U.S.

iihefusal of supplies to Italy.. he effect of the refusal
of certain supplies to Italy by sanctionib t countries was
to ome extent negatived by large anticipatory purchases
which she made, prticularly of coal, oil, rubber, nickel
nd copper, timber, and explosives, and the building up

of arge stocks -prior to snctions.

he. r1bargo on n;"orts was ineffective in various
spectes. Thus, while the export of iron ore and scrap

iron was prohibited, tht £of 7ig >i rn and stee1 was
Vllowe to continue. Moreover, no embargo was applied

to exports of manufactured goods incorporating any o
the prohibited materials, apart from arms, munitions

.ndmiitaryzai rcrr ft -

The ner concl pje', rviously roCched by the
Fitted that, without a state of war, a prohibitio U of
esse.ntial exorts to I tal ould be compar tively

effective, was confirmed by experince.

!heQon!mttee* clusi rjsincluded the foiowing:

Th course of events seemed to have borne out the
conclusion that the imposition of sanctions on Italy
without exercise of' belligerent rights, i.e. without
th existence in practice of a state of war between

the U.K. and Italy, would be ineffective in stopping
the Italo-byssinian war i any limited period, a-nd
trt the steps which could be carried through at the

i ue would be governed by the practical consideration
that the likelihood of the extension of the war would
be ~inirect proportion of the effectiveness off sanctions

reactions policy produced in Italy the serious
irritation foreshadowed and the introduction of largely
ineffective counter-sanctions. The sanctions imposed,
however, failed to achieve their purpose. The
-byssinian armies collapsed before the sanctions had
attained their full effect on Italian reserves of gold
and foreign exchange. Italy was able, by anticipatory
accumulation and a continued, though reduced, flow of
imports, to find efficient stocks of the materials she
required.

r=ear-ds th.e Coraniittee' s conclusion (1) , it should be observed

S t:.he ue;ti ons of belligerent rights of course derived its

ne toro mthe fact that a number of economilcally powerful

conre eenot palrticip ating In the sanctions agis tl.

I wouldrot have been so material a factor had they participated,

gr o~ r g , it tay, 19L1 .
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Palestine

Possible aim l %Ft416 f fte WiC L W

The Security Council of the United Nations passed

Resolution on November 4 calling on both parties in Palestine

to withdraw their forces in the Negeb and appointing a

Committee

Members

of the Council

with Belgium

consisting

and Colombia

of the five Permanent

"... in the event that either

party

in

or both should fail to comply with

which the parties

the preceding paragraph

are called upon to withdraw7 within whatever

time limits the Acting Mediator

to study as a matter of urgency and

further measures it

may think it desirable to

to report to

would be appropriate

the Council

to take under

Chapter VII of the Charter."

Chapter VII of the Charter is the chapter which contains

references to sanctions. In particular, Articles 41 and 42

as follows:-

"Article 41.

The Security Council may decide what measures not involving
the use of armed force are to be employed to give effect to
its dec
Nat ions
or part

isions, and it may call upon the Members
to apply such meinas
al interruption of

sea, air, postal,
communication, an

ures. These may
of the United

include complete
economic relations and of rail,

telegraphic, r
id the severance

Article 42.

Should the Security
provided for in Article
to bq inadequate,
forces as may be
peace and sec
blockade, and
of Members of

radio, and other means of
of diplomatic relations.

Council consider tn t measures
41 would be inadequate or have proved

it may take
necessary

urity.

such action by air,
to maintain or

Such actions may
other operations by air,
the TTri t. t- r 4 N ,-' ,n,- II

restore
sea, or land
international

include demonstrations,
se, or land forces

It is not yet known what time limit the Acting Mediator

will fix for

information

the withdrawal.

that the Jews will

It -seems very likely on present

refuse to withdraw. In that

case the Committee

immediately - perhaps

of the Council will have to start work

in the second half of this week.
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The U.K. Delegation require instructions about the

atti ude they are to take in the Gommittee, both as regards

proposals they are to make for international action and as

regards what they can say that H.M.G. will themselves-b ready

to do.

Among the measures which can be taken'under Article 41

are economic sanctions of all kinds and the lifting of the arms

embargo in favour of the Arabs while maintaining it against the

Jews. It should be noted that Article 41 deals only with

action to be taken by individual Members of the United Nations

and not to preventive action, e.g. blockade, which falls under

Article 42.

It is suggested that the meeting should discuss whether

it is possible for the U.K. Delegation to recommend the

application of the following measures under Article 41 and 
to

undertake that H.M.G. will put these measures into effect and

how effective they would be as means of pressure on the Jewish

Government to comply with the Security Council's orders:-

(a) Severance of financial relations (with particular

reference to the extent to which this is being done already

in the U.K.).

(b) Severance of all trade relations (? effect on citrus

purchases and possible potash purchase).

(c) As a particular case of (b) denial of all oil supplies,

including the supplies of refined products now being made by

British and American companies (? effect on proposals to

export crude oil through Haifa and alternative sources of suppl

for the Jews from Russia).

(d) As a further particular case of (b) denial of food supplies

This is likely to be one of the most crucial sanctions in view

of the dependence of the Jews on imported food.

(e) The interruption of rail, sea, air, postal, telegraphic,

radio and other means of communication mentioned in Article 41.

Some/

y

- N

-r v

0uC
r

A-

70

C)
m

(lb

m-

7D 70c.

O -p -( -

A- 0 S

a 0-

O 1CC

0d-1 A

-40

m r" =
- t

n) -4
=o

-4Wm
z 'I

i.

',r



(0

8Ote of these measures, e.g. sea and air communication seem
to be a necessary adjunct of the severance of financial and

trade relations but should probably not be considered in

isolation.

(f) The discriminatory raising of the Security Council arms

embargo so as to allow the purchase of arms by the Arab

States while maintaining and strengthening the embargo against

the Jews.

The first sanction to be applied under Article 42 would

clearly be that of blockade. It is only by blockade that

such measures proposed under Article 41 would be made effective

since we could not count on willing co-operation from Soviet

countries. It is suggested that the U.K. Delegation should

therefore propose the establishment of a blockade at the

same time as the imposition of the measures to be taken under
Article 41. The composition of the blockading forces would
also be a subject of very great difficulty.
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Palestine

Possible application of Sanctions.

The Security Council of the United Nations

passed a resolution on November 4th calling on

both parties in Palestine to withdraw their

forces in the Negeb and appointing a committee

of the Council consisting of the five permanent

members with Belgium and Colombia"... in the

event that either party or both should fail to

comply with the preceding paragraph (in which

the parties are called upon to withdraw

within whatever time limits the Acting Mediator

may think it desirable to fix, to study as a

matter of urgency and to report to the committee

on further measures it would be appropriate to

take under Chapter VII/t of the Charter."

Chapter VII is the chapter which contains

references to sanctions. It seems likely on

present information that the Jews will refuse to

withdraw from the positions they have recently

won and the possibility foreseen in this paper

is therefore that the United Nations will have

to consider applying sanctions against them.

Z. We know that the United States,-Canada and

France feel considerable doubts about the

application of sanctions in practice. Some

powers, particularly the United States, would

need to take legislative action before they

could apply most of the economic sanctions which

are to be discussed. The U.S. could not pass

legislation until January and even then would f

find great political difficulty in doing so.

On the other hand, it is clear that the failure
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0
J

O <Z0

m -p -o

o o<
- c z
m0 = o

01 0 C)

a -n

-m 0

m r o .7

0 r --

S m

#4

z

zC

C

z

Z

Z

F

0

F
0
Z

,K.,- .

.

ty ,,,

,5 I



of he Security Council to enforce its decision

this case will threaten the whole future

course of United Nations action with regard to

Palestine. We and the U.S. are agreed that the

aim of United Nations policy on Palestine should

be an early final settlement based on the

Bernadotte proposals, but these proposals will

have to be implemented by organs of the United

Nations with the authority of the Security

Council in. the background to prevent obstruction

by either party. Moreover one of the most

important'parts of the Bernadotte proposals is

that as soon as a definitive line has been

established by the United Nations between the

two parties, they should be assured by the

United Nations that this boundary will be

respected and maintained. The value of any such

assurances will be nil unless the Security

Council takes effective action in the present

case. Apart from the question of Palestine

it is strongly felt that failure by the

Security Council to act effectively would deal

a serious blow at the position and authority

of the United Nations as a whole.

* For these reasons it will be necessary

for the U.K. Delegation to take in

the discussions which will be held in the event

of the Jews failing to comply with the Security

Council resolution. This paper, when approved,

will serve as a brief for the UJK. Delegation.

Recommendations.

(1) The U.K. Delegation should press for the

raising of the Security Council arms embargo in

favour of the Arabs and its strengthening agains

the Jews. Such a result would be most valuable
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(2) The U.K. Delegation should press for the

severance of financial relations

between members o the Unit d Nations and the

Jewish State.e, u

i. Many countries will be

unable to take this action without legislation

but we should at least try to secure agreement

that governments should use all their existing

powers in this direction and in particular,

that they sho-uld make no new loans to the Jews

and that they should use such powers as they
have to prevent loans being made by non-

governmental agencies.

The U.K. Delegation should press for the

total interruption of sea, air, postal,

telegraphic and radio communications with

Jewish territory. This will be subject to the

same reservation as (f,) with regard to imports
of essential foodst fs.
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from the point of view of British interests as

it would enable undertakings to the Arab States

to be fulfilled, thereby strengthening the

internal security of the Arab states, the

stability of their governments and the whole

Middle East defence system. There is the

additional advantage that this action does not

require legislation and can be carried out by
administrative measures. There may be

criticism that to allow arms to reach even the

innocent party is not the way to solve the

present problem but it should be represented

that those arms are now essential to the

defence of Arab states against Jewish aggression.

I



(4 As many countries are likely to be unable

or unwilling to apply (2) and (3) above effective

particularly in view of the unlimited possibilit e

for evasion in the permitted trade in foodstuffs

the only effective control on imports and

exports and on financial dealings is likely to

be by means of blockade. This measure falls un e

Article 42 (Military sanctions) as opposed to

Article 41 (economic sanctions). It is

recommended that the U.K. Delegation should make

it clear that this is their view but that we

should not insist on the imposition of a

blockade at once but should ask for it to be

planned with a view to its imposition if the

other sanctions prove ineffective. The

composition of the blockading force will of cour e

require most careful consideration.

(Discussion.

Financial relations. H.M.G. have for.

some time been behaving as} 

proposed sanction were in force. Releases from

Palestine sterling balances are only made after

applications have been scrutinised by the

Bank of England and the Treasury, for the

purchase of essentials, principally foodstuffs

and oil. If the propo ed sanction were agreed

b If H.M.G. and the United States Govt.

were to apply the proposed financial sanction

conscientiously it would almost certainly be

most effective. H.M.G. can do this easily but

the United States almost certainly can not do

so without entirely new legislation and even so
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most doubtful how effective any control

would be since there would, e.g. be nothing to

prevent the transfer of dollars to Italy from

where they would be transferred to Jewish

territory on the justifiable assumption that

Italian control would in any case be ineffective.

(2>.The U.S. Government are considering a loan

of 100 million dollars from the Export Import

Bank to the Jews and it should at least be

possible to persuade them to agree not to

proceed with any such proposal while the Jews

are disobeying the Security Council.

Control
Trade relations. TXI can to some

extent be exercised in the case of the U.K. by

meals of export and import licensing but the

financial control referred to above is likely

to be effective in itself in preventing trade

movements. Here again United States action is

likely to be considerably delayed at the best

and the recommendat ion that the movement of

essential foodstuffs to Jewish territory should

not be restricted will provide endless

possibilities of evasion and falsification. It

has been carefully considered whether the

recommendation could be made that we should

press for the stoppage of food supplies. This

would undoubtedly be by far the quickest and

most effective means of applying pressure on the

Jews to make them comply with the Security

Council ruling, but it may be regarded as

certain that the United States would never agree

to such a proposal and it seems most dangerous

politically for us even to suggest it.

Severance of trade relations

would/~
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would have a most tiresome result for the

U.K. in that we would not be able to obtain

the Jewish citrus crop which we are on the

point of purchasing. The loss of this fruit

would mean a serious reduction of the fresh

fruit available in the U.K. during the winter.

Owing to a bad home crop, the amount of fruit

this winter would in any case be less than

half that available last year (a very good year)

Without Palestine citrus, we should be worse

off still. If it is clear in the course of

discussion that economic sanctions are going to

be effectively applied by the Majority of the

members of the United Nations including those

whose participation is most important in

practice, we ought to be prepared to our

part even at the risk of losing part or the

whole of the Palestine citrus crop (part of it

might be shipped before sanctions become

effective). But if it is clear that sanctions

are not going to be agreed or are not going to

be made effective, there is no need for us

unilaterally to deprive ourselves of this fruit.

In the meantime it is suggested that the Ministr

of Food need not withhold signature of the

contracts about to be signed with Palestine

growers. If it were later decided to apply

sanctions effectively, the contracts would have

to be cancelled or suspended on the plea that

this was incumbent upon H.M.G. owing to the

over-riding nature of United Nations obligations

over all other international obligations.

to, A particularly important item under this

heading would be the denial of all supplies of

refined/
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refined(products or crude oil. The Jews have

recently purchased 30,000 tons of refined

products from Roumania at a high price but they

are, generally speaking, dependent on Great

Britain and ,//j the United States for such

supplies. It would be simple for H.M.

Government to advise Shell, the British

Company principally concerned, to cease all

supplies (which are already strictly limited to

peaceful requirements on a month to month basis).

It is not known what powers the U.S. Government

have to take similar action with Socony Vacuum

but it should be possible, if the United States

Government are in whole-hearted co-operation

with the policy of sanctions, to prevent Socony

from supplying.

//, The interruption of communications is

one of the measures mentioned in Article 41.

It is a particularly difficult measure to apply

even with the controls which exist in the U.K.

It is recommended nevertheless that it should

be part of the proposed sanctions, particularly

as a prelude to consideration of the blockade.
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Palestine

Possible application of Sanctions

The Security Council of the United Nations passed a

resolution on November 4th calling on both parties in Palestine

to withdraw their forces in the Negeb and appointing a committ(,

of the Council consisting of the five permanent members with

Belgium and Colombia "... in the event that either party or

both should fail to comply with the preceding paragraph fin

which the parties are called upon to withdraw within whatever

time limits the Acting Mediator may think it desirable to fix,

to study as a matter of urgency and to report to the committee

on further measures it would be appropriate to take under

Chapter VII of the Charter." Chapter VII is the chapter which

eontainls references to sanctions. It seems likely on present

information that the Jews will refuse to withdraw from the

positions they have recently won and the possibility foreseen

in this paper is therefore that the United Nations will have to

consider applying sanctions against them.

2. We know that the United States, Canada and France feel

considerable doubts about the application of sanctions in

practice. Some powers, particularly the United States, would

need to take legislative action before they could apply most

of the economic sanctions which are to be discussed. The U.S.

could not pass legislation until January and even then would

find. great political difficulty in doing so. On the: other hand,

it is clear that the failure of the Security Council to enforce

its decision in this case will threaten the whole future course

of United Nations' action with regard t) Palestine. We and the

U.S. are agreed that the aim of United Nations policy on

Palestine should be an early final settlement based on the
Bernadotte proposals, but these proposals will have to be

impmented by organs of the United Nations with the authority
of the Security Council in the background to prevent obstruction

by either party. Moreover one of the mast important parts of

the Bernadotte proposals is th,.t as soon s a definitive line

has been established by the United Nati )ns between the two

parties, they should be assured by the United Nations that this

boundary will be respected and maintained. The value of any

such assurances will 'be nil unless thy. Security Council takes

effective action in the present case. Apart from the question
of Palestine it is strongly felt that f-Iluro by the Security
Council to act effectively w >uld deal a serious blow at the
position and authority of the Unit, d Natiens as a whole.

3. For these reasons it will be necessary f)r the U.K.

Delegation to take an active part in th_ discussi-ns which will
be held in the event of the Jews failing t comply with the
Security Council resolution. This paper 9 when appr )ved, will

serve as a brief for the U.K. Delegation.
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4. Recommendations

(1) The U.K. Delegation should press fur the raising of the
Security Council arms embarg in favour of the Arabs and its
strengthening against 'the Jews. Such a result would be most
valuable from the point of view of British interests as it would
enable undertakings to the Arab St-:tes t be fulfilled, thereby
strengthening the internal security of the Arab states, the

stability/
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stability of their governments and the whole Middle East
defence system. There is the additional advantage that this
action does not require legislation and can be carried out by
administrative measures. There may be criticism that to allow
arms to reach even the innocent. party is not the way to solve
the present problem but it should be represented that those
arms are now essential to the defence of Arab states against
Jewish aggression.

(2) The U.K. Delegation should press for the severance
of financial relations between members of the United Nations
and the Jewish State. Many countries will be unable to take
this action without legislation but we should at least try to
secure agreement that governments should use all their existing
powers in this direction and in particular, that they should
make no new loans to the Jews nd that they should use such
powers as they have to prevent leans being made by non-
governmental agencies.

(3) The U.K. Delegation should press for the severance of
trade relations between members of the United Nations and the
Jewish state, except that in the first instance no restrictions
should be placed on the impart of essential foodstuffs into the
Jewish state.

(4) The U.K. Delegation should press
interruption of sea, air, postal, telegraph
communications with Jewish territory. Thi
the same reservation as (3) with regard to
foodstuffs.

for the total
ic and radio
s will be subject ti
im orts of essential

(5) As many countries are likely to be unable or unwilling
to apply (2), (3) any (4) above effectively, particularly in
view of the unlimited p ssibilities for evasion in the permitted
trade in foodstuffs, the only effective control on imports and
exports and on financial dealings is likely to be by means of
blockade. This measure falls under Article 42 (military
sanctions) as opposed to Article 41 (economic sanctions). It
is recommended that the U.K. Delegation should make it clear
that this is their view but that we should nit insist on the
imposition of a blockade at once but should ask for it to be
planned with a view to its imposition if the other sanctions
prove ineffective. The composition of the blockading force
will of

course require most careful consideration.

5. Discussion.

Financial relations.
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7. The U.S. Government are considering a loan of
100 million dollars from the Export Import Bank to the Jews
and it should at least be possible to persuade them to agree
not to proceed with any such proposal whilethe Jews arc
disobeying the Security Council.

8. Trade relations. Control can to some extent be exercised
in the case of the U.K. by means of export and import
licensing but the financial control referred to above is likely
tobe effective in itself in preventing trade movements. Here
again United States action is likely to be considerably delayed
at the best and the recommendation that the movement of
essential foodstuffs to Jewish territory should n>t be
restricted will provide endless possibilities of evasion and
falsification. It has been carefully considered whether the
recommendation could be made that we should press for the
stoppage of food supplies. This would undoubtedly be by far
the qtekest and most effective means of applying pressure
on the Jews to make them comply with the Security Council
ruling, but it may be regarded as certain that the United
States would never agree to such a prDposal and it seems mnst
dangerous politically for us even to suggest it. The
severance of financial relations will make it difficult for
the Jews to pay for food.

9. Severance of trade relations would have a most tiresome
result for the U.K. in that we would not be able to obtain the
Jewish citrus crop which we are on the point of purchasing.
The loss of this fruit would mean a serious reduction of the fresh
fruit available in the U.K. during the winter. Owing to a bad
home crop, the amount of fruit this winter would in any case be
less than half that available last year (a very good year).
Without Palestine citrus, we should be worse off still. If it is
clear in the course of discussion that economic sanctions are
going to be effectively applied by the Majority of those members
of the United Nations including those whose participation in
most important in practice, we ought to be prepared to our part
even at the risk of losing part or the whole of the Palestine
citrus crop (part of it might be shipped before sanctions become
effective). But if it is clear that sanctions are not going to be
agreed or are not going to be made effective, there is no need for
us unilaterally to deprive ourselves of this fruit. In the mean-
time it is suggested that the Ministry of Food need not withhold
signature of the contracts about to be signed with Palestine
growers. If it were later decided to apply sanctions effectively
the contracts would have to be cancelled or suspended on the plea
that this was incumbent upon H.M.G. owing to the over-riding
nature of United Nations obligations over all other international
obligations.

10. A particularly important item under this heading would be
the denial of all supplies of refined oil products or crude oil.
The Jews have recently purchased 30,000 tons of refined products
from Roumania at a high price but they are, generally speaking,
dependent on Great Britain and the United States fur such supplies
It would be simple fbr H.M. Government to advise Shell, the BritiIsh
Company principally concerned, to cease all supplies (which are
already strictly limited to peaceful requirements on a month to
month basis). It is not known what powers the U.S. Government
have to take similar action with Sacony Vacuum but it should be
possible, if the United States Government are in whole-hearted
co-operation with the policy of sanctions, to prevent Socony
from supplying. of the

11. The interruption of communications is one/measures mentioned
in Article 41. It is a particularly difficult measure to apply
even with the controls which exist in the U.K. It is recommended
nevertheless that it should be part of the proposed sanctions,
particularly as a prelude to consideration of the blockade.
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OUT F9'LE 11th November,

I now enclose a copy of a paper

n prepared in this Department, as

inter-Departmental meeting held

, about the possible application
the United Nations in :alestine.

whiOh has
a result of

on November
of sanctions

I am sorry that, owing to developments

since our meeting, this paper has been subject

to alterations and has taken longer than we

originally expected to complete. As the

guidance contained in it is still urgently

required by our Delegation at ,aris I must ask

you to be good enough to telephone your

moments or concurrence to me, if at all poss-

ible, by 5 p.m. November 12th.

(Signed J.G.S.Beith).

Es.G
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11th November,
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, about the possible applic-tionc
the United Nations in Palestine.
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I am sorry that, owing to developments
since our meeting, this paper has been subject
to alterations and has taken longer than we
originally expected to completed. As the
guidance contained in it is still urgently
required by our )elegation a t ari8 I r must ask
you to be good enough to telephone your
comments or concurrence to mie: if at all possible
by 5. p.m. November 12th.

R.C. Couldrey , Asq.,
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11th November, 1948.

b l>ow enclose a co y of apaper Which has
of the inter-Deepartmen t t lonas a result
November 8th, about eta meeing licthed nof sanctions b the p ible ic
Palostine.

i rm sorry that owin to de vlo+mentss ince our rm o ts h s a ~ r h. n s j tto- alterationsad has tier las been subject
originally eXpected to couiplet.s thaeguidance contained in it i t. ts1turet1
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G *H. Green,
M in is try
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11th oovotber ,

I now enclose a copyo of2 a pAPer which has

been prepared in this piepre , ° as a rsC1 ult

of the int Departmental- acetineld on

November 3th, about the po-Ssible applicatiOn

of Bancti ons by the United nations in

i-alestine.

I am1 s3orry that, owingL so de~velopmenfas

since our meeting, t-hi pa zpfr has been subject

to alterations and has taken l nger than we
originally expected to comi3jOtc. As the

guidance contained in i is stii urgently
reqc.uired by our eulgation at arts xI aut ask

you to be good enough to telephone your

comments or concurrence to fe, if at l 1

pos le by 5 p.v. Novo $ber 12th.

. A AHaig,
Minis try of Food.
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lith November, 1948.

I now enclose a opy of a paper which has
been prepared in this Deprtentas a result of
the inter-Departmental retin held on Novemrber
8th, about the possible application of eanctions
by the United Nations in PPalestino.

I am sorry that, owing ,o developments
since our meeting, this paper has eon subject
to alterations and has taken loner than we
originally expectd to oorplete. As the
guidance contained in it is still urgently
required by our eleatiun at parit I must ask
you to bo good enough to telephone your
c cents or concurrence to me, if at all puss-
ible by 5 p.m. November 12th.

. n. Lombe,. :asq.,
Bank of :ngland.
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llth Noveraber, 1)L.3

I now enclose a c fa of a paper which has
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Telegrams: (Shipping) "SHIPMIND.R, TF! FX LONDON.
(Inland Transport) ''TRANSMINRY TLEX, I ONDON

Telephone: ABBEY 7711 EXTN..........

Any furt munication should b-
addressed

THE SECRETARY,
(address as opposite)

and the following reference quoted

MIJIISTRY O TRANSPORT,

BERKELEY SQUARE HOUSE,

LONDON, W.I.
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Addition to para. 11 of Foreign Off too
paper on possible application of sanctions
to Palestine received on the 11th November.

In so far as shipping is concerned, it

should be remembered that although the

carriage of "lawfIel" cargo is implicit in

the licensing system applied to vessels on

the U.K. register, the object of the system

is to direct tonnage to the carriage of

essential cargoes in the interests of the

U.K. economy. It is thus a misuse of the

syste to apply it to the enforcement of

economic sanetions.

No doubt the implication of "lawful"

could be in some way fitted into our U.1 .

obligations, but this might give rise to

technical difficulties.

It should also be borne in mind that

any policing by H.L.G. of cargoes carried by

British vessels to Palestine from third

countries is impracticable, as our difficulties

in preventing illegal inuigration have clearly

shown.
On all counts, therefore, a more effic ient

application of sanctions can be obtained by

finanotal and t rade measures at the source ot

tbe ag than by at tempting direct control
of abipptMgaN
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:r. Burrows
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Last Paper

References

(Print)
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(Action (Index)

oampLeted)

Next Paper

go, f'103 -

Draft paper on the possible avliication of
sanctions in Palestine,

Engloses draft pap-r resulting from an inter-
depaartmental meeting and imcorporates the points
subsequently made by all the depa-tfaents concerned
to whomi the draft was circulated at J3114722/14688/31
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Cops of the letter to Mr. Beeley4 andthe osure should now be sent to allwwwwaydepartments whose
representatives were present at themeeting on sanctions (see E14722/14688/3)
i.e. 

-F'asu

Treasury Norman Young
Board of Trade

1 Export Licensing E.J. Cornell
2 C.R. T-. Mr. Couldrey

Miny/Food G. A. Haig,
XMiny/Transport General MoneyAdmiralty G.C.B. Dodds\Min/Defence G.H. Green

Min/Civil Aviation J. L. Irving ? w MiyG.P.O. r% "t7
\Min. Fuel & Power R.C. Mitchell

Overseas Negotiations
Committee F. Milner

\ Bank of England C. E. Loornbe

Eastern Dept. /? 3
23/11/48.
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I attach a draft paper on sanctions in Palestine.
It results from an inter-departmental meeting and
incorporates the points subsequently made by all the
departments concerned to whom the draft was circulated.

The most serious comment made was that of the
Board of Trade who are very much afraid of the danger
mentioned in paragraph 3 of the attached draft that we
may lose valuable trade connections in Palestine by
imposing or recommending severe santions without in fact
securing the effective imposition of sanctions at all.
We have done our best to meet this comment by the present
wording of paragraph 3 and at various other points in
the draft.

It is suggested that the paper might now be sent
to the U.K. Delegation in Paris for their comments and
that they should be authorised to use it in non-committal
and informal discussions with friendly delegations if
they think this desirable in order to see exactly where
the other delegations stand. They should not give copies
of the paper to any other delegation or make any public
proposals. Subject to the views of the U.K. Delegation
and perhaps of other delegations with whom they speak,
we would then have to consider submitting this paper
or something like it to Ministers in order to get final
approval for the U.K. Delegation to make definite
proposals whether in private or in public for action
on these lines by the Security Council.

18th November, 1948.
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SECRET

Palestine

Possible application of Sanctions.

The Security Council of the United Nations

passed a resolution on November 4th calling on

both parties in Palestine to withdraw their

forces in the Negeb and appointing a committee

of the Council consisting of the five permanent

members with Belgium and Colombia 
"... in the

event that either party or both should fail to

comply with the preceding paragraph 
Lin which

the parties are called upon to withdraw

-within whatever time limits the Acting Mediator

may think it desirable to fix, to study as a

z
matter of urgency and to report to the Committee

Z
I-W on further measures it would be appropriate to

take under Chapter VII of the Charter.

Chapter VII is the chapterwhich contains

references to sanctions. It seems likely on

present information that the Jews will refuse

to withdraw from the positions they have

zo recently won and the possibility foreseen in

this paper is therefore that the United Nations

will have to consider applying sanctions against

them.

2. We know that the United States, Canada

and France feel considerable doubts about the

application of sanctions in practice. Some

powers, particularly the United States, 
would

need to take legislative action before 
they

could apply most of the economic sanctions

which are to be discussed. The U.S. could

not pass legislation until January and even

then would find great political difficulty in

doing/



doing so. On the other hand, it is clear
that the failure of the Security Council to
enforce its decision in this case will threaten
the whole future course of United Nations'
action with regard to Palestine. We felieve t at
the aim of United Nations policy on Palestine
should be an early final settlement based on
the Bernadotte proposals, but these proposals

will have to be implemented by organs of the
United Nations with the authority of the
Security Council in the background to prevent
obstruction by either party. Moreover one of
the most important parts of the Bernadotte
proposals is that as soon as a definitive line
has been established by the United Nations
between the two parties, they should be assured
by the United Nations that this boundary will
be respected and maintained. The value of any
such assurances will be nil unless the Security
Council takes effective action in the present
case. Apart from the question of Palestine it
is strongly felt that failure by the Security
Council to act effectively would deal a serious
blow at the position and authority of the Unite
Nations as a whole.

3. Recommendations.

The U.K. Delegation should do everything
possible to ensure that effective action is
taken by the Security Council in the event
of an unfavourable reply to the November 4
resolution but great care should be exercised
that H.M. G- do not find themselves left in the
Position of being the only state to enforce
sanctions immediately and effectively while
other states would be unwilling or would be

prevented/
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prevented for an indefinite period from

taking similar action. This paper should

therefore be used as a brief for the U.K.
Delegation in the first instance for private

discussions with friendly delegations on the

Security Council and the action to be taken

by the U.K. Delegation in public meetings of
the Security Council should be decided in the

light of these discussions. The detailed

proposals which the U.K. Delegation should

z press friendly delegations to agree to are

the following -

(1) The U.K. Delegation press for the

raising of the Security Council arms embargo in
favour of the Arabs and its strengthening

z against the Jews. Such a result would be

most valuable from the point of view of

British interests as it would enable under-

takings to the Arab States to be fulfilled,

O thereby strengthening the internal security

of the Arab States, the stability of their

governments and the whole Middle East defence

Z system. There is the additional advantage
that this action does not require legislation

and can be carried out by administrative

measures. There may be criticism that to

allow arms to reach even the innocent party
is not the way to solve the present problem

but it should be represented that those arms

are now essential to the defence of Arab states

against Jewish aggression.

(2) The U.K. Delegation e press for the
severance of financial relations between

members of the United Nations and the Jewish

State. Many countries will be unable to take

this/
I I



this action wit 6ut legislation but we should at

least try to secs e agreement that governments

should use all < xisting powers in this

direction and in particular, that they should

make no new loans to the Jews and that they

should use such powers as they have to prevent

loans being made by non-governmental agencies.

(3) The U.K. Del gation a press for the

severance of trade relations between members of

the United Nations and the Jewish state, except

that in the first instance no restrictions

should be placed -"the import of essential

Zfoodstuffs into the Jewish state. 0

(4) The U.K. Delegation e press for the

total interruption\of sea, air, postal,

telegraphic and radio 'communications with

zJewish territory. This will be subject to

Zthe same reservation ag ( ) v ith regard to w

imports of essential foodstuffs.

(5) As many eountrij are likely to be unable

or unwilling to apply (2), (3) and (4) above
0

effectively, particularly in view of the unlimited

possibilities for erasion in the permitted Z

trade in foodstuffs, the only effective control 0
z
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licencing but the financial control referred

above, if strictly applied would in itself

have th- effect of preventing trade <,uoveraents.
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